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one which differed from analogous and contempo- 
rary American plans chiefly because he empha- 
sized the necessary foundation of any organized 
international society in economic cooperation. 
Finally, in 1916 he developed this sketch in a 
larger work, entitled The League of Nations, 
which, though it is in part out of date, remains 
a more candid, luminous and exhaustive explora- 
tion of the idea than has elsewhere appeared in 
English or any other language. 

The following essay was written and published 
in the sunamer of 1918. It assumes, consequently, 
a state of facts with respect to the European 
Alliances, which the victory of the Allies and its 
consequences have falsified. He speaks on page 
10 of Middle Europe as if it were **on the 
point of realization,'^ whereas it coUapsed with 
the military defeat of Germany and with the re- 
lease of the minor nationalities of Central Europe 
from Hungarian and German domination. But 
the disintegration of Middle Europe alters the 
application rather than diminishes the force of 
that part of his argument. It is more true 
than it was when he wrote last summer that we 
shall have to **make either one supemational 
League or two.'* For the moment the alliance 
of the five largest victors in the war is and looks 
as if it would continue to be irresistible. Yet if 
there is any certainty in politics, it is certain that 
a partial alliance among these nations whose eyes 
like those of other partial alliances would be fixed 



on preponderance of power and which would, 
consequently, connive at injustices committed by 
its own members, would provoke in the compara- 
tively near future the formation of an effective 
counter-alliance. It is a choice not between inde- 
pendent nationalism and a League of Nations but 
between two mutually exclusive conceptions of 
an international league. 

The conception for which Mr. Brailsford con- 
tends is one which asks all the nations to pledge 
themselves to a common covenant of peace, to 
accept a common provision of international im- 
munities, privileges and obligations. It begins 
by outlawing war, but it is not satisfied merely 
to outlaw war. To reprobate and to try to 
outlaw war without proposing to create some 
alternative method of avoiding international 
stagnation and bringing about needed readjust- 
ments, as the majority of English and American 
pacifists did before 1914, is sheer futility. In 
all his discussions of a League of Nations Mr. 
Brailsford has insisted upon the necessity of as- 
sociating an effective mechanism of international 
security with an equally effective mechanism of 
international adaptability. If. a League of 
Nations is to survive and work, JLmust jpossess 
genuine power of legislation. That is why the 
Peace Conference offers an 'unique opportunity 
of bringing it into existence. The victors in the 
great war possess at this moment a power of 
international legislation such as only exists dur- 
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ing a period, like the present, of extraordinary 
political flexibility and such as could only be bom 
of a great military victory. If they use this j 
power unjustly they will bring into existence a^ J 
partial alliance whose chief object will be the 
increase of its own power and which is bound 
to instigate a counter-alliance. But if they use 
it justly and wisely and at the same time start 
** processes'* in motion which will keep alive this 
'r^xisting power of legislations it wiU bring into 
existence a League of Nations which may well 
survive and work. | The test of its survival will 
be its ability subsequently to promote active and 
positive international cooperation. Instead of ^ 
being merely a treaty of arbitration, **an external 
tie between exclusive peoples,'* it will organize 
and inform the common economic and political 
interests and activities of the nations. \ 

Hbbbbbt Cboly. 
New York, January 31, 1919. 
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assuredly have a large reaction upon economics. 
On the whole, it was broadly true before this 
war that financiers acted by preference or neces- 
sity in national groups. There were, however, 
interesting anticipatory types which seemed to 
point to the coming internationalization of some 
of the more highly organized forms of production. 
An international agreement in the steel trade 
parcelled out to each of the chief national indus- 
tries the world-market in steel rails. It needs no 
elaborate argument to show that the rationing of 
raw materials after the war by the Allies must 
involve an understanding not merely as to what 
each Ally requires for its own national consump- 
tion, but also an understanding as to the export 
trade of each in the manufactured articles. With- 
in each group of Allies commercial rivalry must 
diminish, and co-operation, or even syndication, 
tend to take its place. However calculating and 
self -regarding this process may be, it must play 
its part in breaking down, at least in the upper 
world of industry and finance, the cruder and 
more egoistic assumptions of nationalis^t eco- 
nomics. 

What is true of our own combination is even 
more obviously true of the compacter enemy 
group. The ideal of * * Mitteleuropa ' ' seems now 
on the point of realization. Austria and Germany 
announce that their allianbe is to be ** deepened 
and extended.'* If there is, on the one hand, a 
closer military union, there is projected on the 
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servative. We aim too exclusively at security. 
We conceive a League of Peace too simply as an 
organization which will stereotype the status quo 
and repress the disturber of the established order. 
That way lies stagnation and, in the end, the 
inevitable insurgence of living forces against this 
death in life. Change is a biological necessity. 
The damning verdict on the old Europe is not 
that its suppressed impulses for change flamed 
at last into a universal war, but rather that its 
structure was so rigid, its power of self -adjust- 
ment so limited, that save through war no radical 
change was possible within it. 

With this preface it is possible to advance to 
a closer statement of our problena. If the aim 
of a League of Nations be to restrain lawless 
forces and to prevent the recurrence of such a 
conflict as rages to-day, it must furnish an inter- 
national organization which can ensure that 
timely changes shall be effected in the world be- 
fore any people is driven by an intolerable griev- 
ance, or even by a reasonable ambition, to force 
change by arms. That definition may seem remote 
to the man whose aspirations are limited to secur- 
ity. Security in every community, however, is 
purchased only by a constant adaptability. The 
penalty of rigidity in the State is revolution, as 
in the world of States it is war. The architect 
of such a League has a double task before him. 
He must persuade the satisfied and conservative 
Powers that their safety depends in the long run 
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on their entry into a combination which must 
impose some limits on their sovereignty — ^limits, 
it is true, of the kind which every permanent alli- 
ance exacts to-day. He must persuade the rest- 
less and ambitious Powers that the structure and 
constitution of the League offers some guarantee 
that their aspirations, in so far as they can be 
reconciled with the common good, will be fairly 
met. He will encounter from both parties an 
obstinate scepticism. 

The Powers which regard the League primarily 
as an insurance against attack will riddle the 
defensive basis of its covenant with doubt. That 
covenant, however it is eventually drafted, must 
probably provide (1) for the submission of all 
acute international disputes to the appropriate 
tribunal, council or mediator for settlement; (2) 
for a suspense of all warlike acts, and also of 
mobilization, until the supemational authority has 
published its finding, and for some time there- 
after; (3) for the joint action of all the si^atory 
Powers to repress any Government, by economic 
and, at need, by military coercion, if it should 
violate this pact. These are tremendous under- 
takings. The risk is twofold. Some Power may 
break its covenant, and if it has provided itself 
with allies, the conflict which results will repro- 
duce the present strife with something of the 
added bitterness of civil war. Again, it is a large 
assumption that in such a case all the innocent 
Powers would keep their bond and rally to the 
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defence of the League ; and even if in name they 
did so, they might not furnish their contingents 
with sufficient generosity or alacrity. There is no 
final answer to these doubts. No human institu- 
tion can promise to work with mechanical perfec- 
tion, and life would lose half its stimuli if all 
danger were eliminated. The practical answer to 
this scepticism is, summarily, that on no terms 
can We avoid these risks, and that any other kind 
of insurance reproduces them in a more aggra- 
vated form. The man who declares that he will 
never trust the signature of the Power that vio- 
lated Belgium to any covenant whatever, must be 
invited to follow two simple lines of thought. In 
the first place, the Power which has given its 
bond, even if its repute for faith stands low, has 
some obstacles to overcome before it can break 
its word, which would be absent if it were un- 
pledged. With some resistance, however ineffec- 
;^ tive, and on some reluctance it must reckon among 

its own population, and on some loss of prestige 
it must count beyond its frontiers. In the second 
place, 80 far from assuming that every Power will 
spontaneously keep its oath, the League is an 
elaborate system of insurance against oath-break- 
ing. The Entente's combination was built up on 
divers motives and calculations, in some cases by 
painful and difficult bargaining, during three 
years of war, by the gradual adhesion first of 
Italy, then of Boumania, and lastly of America. 
The League will be ready, without these delays 
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and without bargainings, to act unitedly on the 
single ground that its covenant has been violated. 
The sceptic who questions whether all the inno- 
cent Powers would fulfil their obligation must 
face the objection that an Alliance itself offers no 
absolute security. Two late Allies of Germany 
have fought against her, and one of ours has 
quitted our camp. * * Treaties, ' * as Lord Salisbury 
said, * * are mortal ' ' ; and the only inventions which 
the wisdom of the past had erected as a security 
against war have ceased to be even plausible illu- 
sions. Alliances give no absolute security. The 
Balance of Power resembles the flux of Hera- 
clitus. There is only one thing which may always 
with safety be affirmed of it: it oscillates. Nor 
should we, if we could carve frontiers, annex 
naval bases, and dominate straits at our good 
pleasure, be nearer to absolute safety. Inven- 
tion laughs at strategical locksmiths. The Power 
which had secured itself on the face of the waters 
discovered that its peril lay below them. K that 
danger could be conjured away, we should waken 
to find that our precautions had forgotten the 
resources of the air. There is, in short, no sub- 
stitute for a League of Nations which is immune 
from risks. This, however, one may say: the 
Partial Alliance challenges and provokes the 
danger of war. It makes the risk, because by its 
constant and costly provision against it, it assumes 
the probability of war as the central fact of inter- 
national life. It allows the thinking of mankind 
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to start from the reckoning that war is inevitable, 
and it is not surprising that the passions of men 
proceed to verify the prediction which treaties 
and armaments steadily proclaim. A League of 
Nations will start from the contrary assumption."^' 
It will proclaim that law is the rule and crime the ^"^ 
exception. When that belief is embodied in insti- "* 
tutionsy the thinking of mankind will adapt itself 
to the new order. 

The objections which will come from the more 
adventurous Powers, whose interest lies in future 
change, may be somewhat harder to meet. The 
Leaguers architect must satisfy them not merely 
that they will receive fair and considerate treat- 
ment in its courts and councils, but also that 
when an award or recommendation is published 
there will be a reasonable probability that it will 
be executed. The standard schemes of the League 
do not propose to make the enforcement of these 
awards obligatory on the League. That is prob- 
ably a wise limitation, but the League would 
promptly dissolve unless, with or without a formal 
undertaking, it contrived in clear, and grave, and 
urgent cases that the decisions of its Courts and 
Councils should be respected. There is probably 
little difficulty about justiciable disputes, which 
can be referred to decision by a court following 
recognized principles of law. The more specula- 
tive and doubtful aspect of the League opens out, 
when we reflect that the disputes which commonly 
lead to war, turn on issues neither of fact nor of 
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law, and can be settled only by an application of 
current standards of policy and morals, which 
vary from generation to generation, and which no 
two peoples would define in the same terms. Can 
a Council of Conciliation be composed which will 
not merely be free from prejudice and bias, but 
will command an authority so great that both dis- 
putants will bow to it? Let us assume that it 
will not attempt to impose ideal justice — ^ideal 
justice is a moral dynamite which would wreck 
any human society — ^but will suggest rather com- 
promise solutions which will ease acute disputes. 
Even so, it is evident that such a Council can 
neither be set up, nor trusted, nor obeyed, save 
upon one general condition : that there is a meas- 
ure of confidence and good will among all the 
more influential Powers when the League is cre- 
ated. That condition is at the lowest so difficult 
that one must beware of overstating it. It need 
imply no sentimental reconciliation, no evangel-' 
ical readiness to love one's enemy. It means 
primarily this : that all the leading Powers should 
\^ .be so convinced of the necessity for a League that 
^ Ithey will make concessions to ensure its smooth 
! working. Not sentiment, but the effective will to 
Imake a workable League is the first condition of 
its creation. Should we make the League, we are 
realists enough to perceive that it would fail, if 
a Power so considerable as Germany had reason 
to feel that she met with less than justice within 
it. Needless to say, the necessity for a like spirit 
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side it, it may be a great defensive alliance, but 
it will not be a League of Peace. A partial alli- 
ance can never ensure justice in the world, for 
the simple reason that, with its eyes inevitably 
fixed on the Balance of Power, it will not always 
dare to check the injustices which its own partners 
may be moved to commit. Undoubtedly a World- 
i League must prepare its coercive apparatus, ' and*~ 
\ cannot neglect the indispensable sanction of co- 
operative force. Without that no sense of secur- 
ity could be created in Europe, and each power 
would continue to prepare against future perils 
by the old technique of the armed peace. We 
shall build the League ill, however y if we attempt 
-s^ to lay itsjfoundations solely upon force. A wise 
architect will rather attempt to recommend it to 
every civilized people by the advantages it con- 
fers. It must be a society which assures to its 
^embers benefits so indisputable that no civilized 
Power can afford to stay outside it, to secede 
from it, or to court expulsion by its own disloyal 
conduct. 

The evolution of the two great Alliances dur- 
ing this war is a pointer which indicates what the 
basic advantages of the League must be. It must 
prepare to diffuse equitably over the whole world 
the economic benefits which each combination now 
proposes to reserve for its own members. Raw 
materials, including the staple foods, have become 
the pivot of world-politics. If Horace could re- 
write his ode he would speak not of the auri sacra 
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i;iation treatment to each other. The struggle to 
acquire colonies will continue to be a cause of war 
unless the open door to all civilized traders is 
\ adopted as the rule in all the non-self-governing 
dependencies subject to members of the League. 
In the manipulation of these direct advantages we 
have the answer to our problem of confidence and 
good will. I A League which confers these benefits 
fairly on all its members, and makes for all the 
opportunity to live and grow, will create, by this 
^^ means alone, the necessary atmosphere of confi- 
dence. \ 

Some other concrete conditions for any work- 
able League, indispensable as they are, must be 
V " passed over with a bare enumeration : — (1) There 
) ^ ought to be in the charter of the League itself 
./ some general declaration which assures to all 

^ clearly defined national miaorities in Europe at 

least cultural autonomy. Failing this, the League 
might have no status to intervene even to check a 
persecution, which sooner or later might lead to 
war. (2) If defensive alliances survive, they must 
include a clause which dispenses one ally from 
supporting another in any action contrary to the 
covenants of the League. (3) The large question 
of the "freedom of the seas'* cannot be ignored. 
It certainly must mean the modest minimum which 
is all that Naumann asked for in a recent series 
of articles : the right in peace to load and unload 
goods freely in any civilized harbor. It cannot 
mean the old charter of individualist thinkers — 
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freedom for neutral, and even for ** innocent'' 
enemy, commerce in wartime. Modern war rests 
on industry, and its evolution has all but abolished 
the "non-combatant,'' emptied the old idea of 
"innocent" trade of meaning, and made even of 
neutrality a barely tenable status. We must fol- 
low this logic honestly. If such drastic measures 
as the embargo are to be applied in the name of 
civilization, the civilized world as a whole must 
itself impose them. The League alone should 
have the right to sanction these more general 
methods of naval coercion, and would impose 
them only against a Power which had defied its 
covenants. There is no sacrifice to us here if 
we have ourselves renounced the thought of wag- 
ing war at our own discretion for our own na- 
tional advantage. We shall have lost nothing if 
we fight only for the defence of public right with 
the flag of the commonweal at our masthead. (4) 
The economic exhaustion of all the belligerents 
will probably lead directly to some concerted 
measures for the reduction of armaments on sea 
and land. There is here no sovereign remedy 
against war, for great armies can be improvised 
and under-sea armadas and air-fleets can be rapid- 
ly built. The gain will be great but indirect. It 
will help to release the Continent from the op- 
pressive moral atmosphere of the armed camp. It 
will lessen the economic drive towards war from 
the armaments industries, which ought every- 
where to be nationalized. Lastly, and especially in 

25 



Prussia, it will diminish the numbers of the pro- 
fessional military caste, lessen its social prestige, 
and cut the ties which, through family interests, 
involve the propertied class in a support of the 
military hierarchy. 
It is narrow thinking which conceives of the 
: League of Nations merely as an august asso- 
ucxation to promote arbitration. If it were only 
that, it would be less than that — ^a pathetic aspira- 
tion remote from the shaping forces of the real 
world. The biological need of change must com- 
pel the League to assume, however tentatively, 
some of the functions of an international govern- 
ment, which will guide, and even impose, change 
when change is due. The dominance of the eco- 
nomic motive in the modem world will oblige it 
to be from the start an organization which can 
confer and can withhold economic benefits. Here 
— ^and no less when it approaches disarmament — 
it touches the deeper springs of human motive, 
and begins to modify with an international pur- 
pose the structure of society itself. 

The ruling condition of any League of Nations, 
that there shall be an atmosphere of confidence 
within it, leads us to the supremely delicate ques- 
tion, whether confidence requires as a formal 
condition of entry, that every member of the 
League shall be a " democracy .' ' That appears 
to be the prevailing opinion in America. One is 
tempted to counter such demands by the pre- 
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liminary question whether democracy anywhere 
exists. It is at the best an ideal, nowhere fully 
realized, and a close analysis might show that 
political democracy is, in isolation, an impossible 
ideal so long as wealth means power and low levels 
of education permit the interested organization 
of opinion. The current belief that the masses 
are everywhere pacific may truly describe their 
spontaneous and habitual temper. The plain fact 
is, however, that the masses nowhere in normal 
times give any effective attention to foreign af- 
fairs at all. They will not clamor for war unless 
an assiduous and interested campaign directed 
from above them has first aroused them. But 
neither, while this apathy and ignorance continue, 
are they an effective bulwark of peace. Their lack 
of direct interest in world-politics means that 
while they will never intervene to dictate a course 
of policy that will lead to war, they can scarcely 
as yet be reckoned as a disciplined and instructed 
force which will impose a policy consistent with 
peace. These reflections tend to diminish the im- 
mediate importance of insisting that ** democ- 
racy * ' must be a formal condition of entry to the 
League. No mere political constitution could en- 
sure that the vague pacific tendencies of the 
masses would, in their present condition of apathy, 
be translated into foreign policy. The attempt 
to define and impose such a test would promptly 
confront us with the fact that Japan and Rou- 
mania are no more democratic than Germany, 



while another school of thought would question 
the claim of the Russian Soviet Government. It 
would, indeed, be diflScult to lay down any condi- 
tion of entry which discriminated between one 
form of government and another, without repeat- 
ing, albeit in the democratic direction, the grosser 
errors of the Holy Alliance. It is true, none the 
less, that confidence will with difficulty be estab- 
lished in the League, if any leading Powers re- 
tain a system of government which to others 
seems an anomaly and an anachronism. There is, 
however, one test which might be generally im- 
posed. We may well say that in this supremely 
important transaction of concluding a lasting 
Covenant of Peace, we must deal with peoples and 
.not merely with Governments. That the treaty 
which erects the League should be everywhere 
ratified by a representative Parliament, freshly 
elected, would be a proper and reassuring stipula- 
' tion. One might even with the French Socialist 
Party, go further, and ask ^or a formal referen- 
dum of ratification from the whole body of citi- 
zens. That would be a novel and impressive 
guarantee. It is obvious that the old secret diplo- 
macy, with the methods uncovered in the ** Willy- 
Nicky^* correspondence and iq the "Secret Treat- 
ies'' of the Allies, is incompatible with an era of 
confidence. The banishment of this antiquated 
technique must be left, however, to the vigilance 
of each nation and each Parliament, acting under 
the spur of international public opinion. 
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longer criticize the handling by its own rulers of 
a complicated diplomatic transaction. Aggression 
stands defined for it. **Did you carry your dis- 
pute to the appointed council? Did you abide its 
decision without war-like acts? Did you accept 
the decision it pronoxmced t Did you, in a word, 
observe our covenant t * * Where is the democracy 
so simple that it will not ask these questions! 
Where is the Government so secure that it dare 
ignore them? If it is true that to develop democ- 
racy is to promote peace, it is equally true that 
to ensure peace is to reinforce democracy. To 
raise a presumption in favor of peace, to heighten 
the general expectation that peace can always with 
good will be preserved, is also to weaken the argu- 
ments by which the militarist state maintains its 
internal discipline. To end the armed peace of 
the old era is also to make an anachronism of the 
Prussian State, which could explain its rejection 
of democracy only as a defensive measure against 
the enemies which ** encircled'' it on **two fronts." 
The essential test of any State's fitness for the 
League is that it desires to submit to its condi- 
tions. Let us believe that effects will follow 
causes. When a State disarms it must abandon 
the politics of feudalism. When that State seeks 
entry into the League of Nations, it will by that 
act with its own hands destroy its militarism. 

We shall be slow to learn the lesson of history 
unless we perceive by the glare of this conflagra- 
tion the defects of our pre-war morality. A 
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Leagae of Nations demands from us nothing lessJ 
^ than an ascent from the habit of intemationall 
' rivalry to the ideal of cooperation. The material 
expansion of our century had hurried civilization 
into tasks for which it was unripe, and equipped 
it with physical powers which its social conscience 
could not control. We had acquired, as it were, 
new senses and new limbs, but as we acted with 
prompt and imperious force in the far comers 
of the earth, we brought to our new contacts with 
multitudinous races less than the necessary sym- 
pathy. In the international test of this waf the 
Christian Churches have failed, and unlike Inter- 
national Socialism they do not even know that 
they have failed. If the growth of a new morality 
meant that by taking thought, the lonely individ- 
ual must add to his moral stature, we might well 
plead our- finitude, and despair. There is in- 
spiration still in the old doctrine of the French 
Enlightenment that human nature is an infinitely 
malleable and plastic stuff. The ** prejudices, ^^ to 
use its favorite word, which hampered interna- 
tional cooperation in the past may never yield to 
formal reasoning. The evolution on which we 
may reckon is rather that the new institutions, by 
setting men in new relations, must in the end 
transform their thinking. To make England from 
the Heptarchy was no less a miracle than to weld 
Europe out of six Great Powers. Enlarge the 
social unit and a certain expansion of our social 
instincts must follow the outward change. The 
habit of regarding foreign trade as a sort of war- 
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fare could hardly survive such a new fact as the 
rationing of the world *s raw materials by a super- 
y national authority. To"^ recognize the common 
need and the common interdependence is to 
begin the transformation of economic motives. 
The habit of regarding conquered territory 
and the subject peoples from the standpoint 
of the possessor and the proprietor, had its 
rational root in the institutions of the past. Safety 
depended on man-power, and to acquire new 
populations which could be recruited was to guar- 
antee security. In a world of economic struggle 
to possess territory was the obvious way of ensur- 
ing one^s own access to raw materials. To gain 
new cooperative guarantees of safety, and to 
ensure the equitable division of the world's ra!W 
materials, is to cut both these roots of possessive 
and acquisitive nationalism. The slow modification 
of the concepts which underlie nationalist eco- 
nomics must follow as a League of Nations is 
gradually built up. Its future depends in the long 
run on its appeal to the imagination of the grow- 
ing child. Ideas must have hands and feet, and 
move upon the earth. Let us neglect no chance 
of giving to the new institutions a visible form, 
a rallying symbol, a capital, and a social focus. 
Men will always love * * the little platoon ' ' to which 
they belong. It is the function of education to 
teach them that a ** divine tactic of history*' has 
bidden this platoon to keep its set place and per- 
form its ordered evolutions in a great army of 
comrades. 
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